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FACTIONALISH AND ORGANIZATIONAL CHANGE

v

Painla Brown and Clovis Shepherd

Most organizations undsrgo more or less constant, though moderate, )
change, Modern governmental organizations may be more subject to modi-

fication then independent private firms. This paper will describe a

change process in one department of a naval station.’ In this procese,
the departmégﬁ moved from gtability through instability to a2 new atiempt
at stabilization. We shall tske as our starting-point, the relatively
stable organization of several years age. The change process can be di~-
vidad in%o two phases: the modification of goals by an external anthor-
ity, and bhe structural change within the departmente

From the point of view of the stat;on as a whole, the structural
change was an attemplt by ﬁhe department's management to modify the'depart»
mental structure in accordéncs with changing objectives and fiscal limi~
tations. Most merbers of the department preferred a "rational’ explana-
tion of the ctzuctzral change in terms of functional specialization and

increased efficiency. From a sqgiologioal point of view, the major prob-

lem within the department was a conflict of values. . The leading menbers

of the department disagreed about their own goals, and about those which

the department should pursue. Individual influence and factional aligne

- ments largely determined the series of events resulting in structural

T.7"Thc is & part of a study carried out by the Human Relations Research

"~ Group, Institute of Industrial Relations, UCLA, under a grant from the
United States Office of Naval Research., Thie group is headed by Dr.
Robert Tannenbaum. An earlier version of this paper, entitled "The
asaeﬁion of Engineers to Organization," was presented at the American

peiological Society mectings, September, 19%4. The data reported here

vere gatnerpd through interviews, observation of meetings, informal
iiscussions, and a questionnaire concernsd primarily w1th gtatus and
sertain attitudes and administered to all available members of the
department.
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change and partial dissolution of the departwent.

While the departwent includes clerical and technical personnél, the
majority of the members arz civilian professionagls or subprofessionals with
at least some college training. The psrsons with supsvvisesy pesitions, of
whom we shall gpeak mogt, have ab least a B.A. in engineoring or one of the
phyaical sclences, Another importent group of réiativexy high rank are
technical. spescialists. Among all the professionals, 6L per cent have B.A.
degrees, 2h-par cent M,A. dégraes; and 7 pér cent Ph.D. degrees. The
professional identification ig with englneering and écience, whers expers
ience and &bility as well asfgducatiqn are usually considsred importand.

It is difficﬁlt for thosze engineers and seientists who are supervisors
%o aceept the role implied by a managorial position, since it conflicts with
their notion of the proper role for their profession. However, psrsonal
satisfaction is derived from controlling policies, perscns, end meterisls. . -
In the conflict between the ideal role of an enginesr and the satisfastion
of power, supervisors tend to emphasize the technical reascns behind their
administrative decisions. For example, supervisors frequently competed for
control of a service, esch clalming that it would be most appropriate for the
gervice to be under his control. In effect, they uss é‘;gtionalization
accepbable throughout the organization to butiress deeisiéns which nay bs
baged upon personal preference as well as technical factors. Becauss ths
key personnel of ths laboratory are scientists and englneers, a somewhatb
privileged clase of profeseionals in America today, théir attitudes con=~
corning the organization 6f their own work are usually ascepted by montech- "

nical administrators within and outgide the laboratory.

Formation and development of the department.
. Ths»départment as now constituted hag grown from three separate groups,
two of which were once comnected with a university. These %hree'groups now

conabituts three of the divisions in the depariment, and two other divisions
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have been created. In theApa@t ten years, the organiszation of these
divisions and their functions have changed considérablyf Also, the départ«
rment has grown o zbout four ﬁundred membenrs mrgénized into divisions,
béanch@s, and sectiohs with staff offices attacﬁéd at’the departﬁent and
division levels., After it became a part of the naval 9tatibn,rin/19h5,
bagic pblicy and cbjectives were set by 2 naval burean a¢d by the station,
The departmant mst conform to these policies and objectlves and %o civil
service regulations, Within this rather rigid~fraM@work, the departmend
itself determines much of its action. ) |

Until 1952, the work done in the depsrfmant was largely self-inltiated
applied regsarch. That is,'individuals sugésstedﬂprcjects which were
approved by the naval bursau if they fitted}intu the research interests qf
the agency., This resulted in a large number of independent activitiesg
During this time each division was'mor& or less autonomouss diveréent
technical ihterests and modes of adm%nistratioaiwere pursued; ahdveaqh

division had its own standards and msasures of effectivencss.? As new

division heads tock over, they modified the divisions according to criter-
" ia which their “enginearing Judgment® considered most appropriata. ¥hen

a new department head was appointed, thesre were changes in the departmental

structure as well. The depariment was seen by its members as a collection
of individuals and sub-groups pursuing a varisty of goals and interests.
Past associations and friendships cut across some of these tias; but few

occasions arose %o sharpen factional groupingse.

BT esriier Fumen Relations Research Group studies published in the
 reprint series of the Institute of Industrial Relations, UCLA: Reprint
No. 23, Job Sstisfaction, Productivity and Morale: & Case Study, by

Irving R. Weschier, Nurray Kahane, and Robert Tannerbaum; No. 3l

Sociometric Choice and Or anizatxonal Effectivenesg: A Multx»ﬂelational
 Approach, by Fred Massarik, Robert Tannenbaum, Hurray Kahene, and

Iyving B. Weschler; No. 36 Bureducracg in & Government Laboratogg;

by Paula Brown.
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The period of changes in organizational goals by external authorities;\

The more-or-less autonomous pattern exlsted Ior some years. A4s .the

~ Mavy clarified and changed its interests, it began to give the department
specific requests for equipment dévalopment. The entire depariment became
respongible to the burea for a number of large-scals projects. Two
importent changes were involved: increased cooperation among the' divisions
in the department, and en inereased emphasis upon equipment ‘.development
and testing activities. One expression of this was & éecreasé in the fundg
available for research md an increass in development funds. In attempting |
to meet thess requirements, depariment management gradt;;ally modified the
Jobs of individuals and subgroups. _?\xrﬁherx personnel. increasas were largély
restricted to groups performing the new functions. The cumulative effect
of these ‘_ehanges was greab, as the groups which became most important had
been origlnally esboblished to perform engineering and lnstrumentation
serviees for the rest of the department. The groups which had been the
core of the department saw these service groups becoms - equal, and then
superior, to them in funds, manpower, and project assig?ments.

'l‘heée changes met resistance by many individuals in the srganization,
Much of it was phrased in terms of professional values. Sucl}_commen‘bs ag the
following waie quite common: "I¥s ridiculous to drop a pﬁoject just vhen
it's beginning to show results,™ "I know all there is to knoﬁ about A and
now they wani me to drop it and start working on B," "We can't possibl&

‘ carryb out these tests unless the statistical criterla are more gpecific,”
"i'hey want us to take on a new job, but no one tells us what to do or vhen
to do it," "They expect us to have the tests completed by September 1, bub
théy haven't given us éil the equipment yet." Divergent attitudes toward
ressarch were expressed: "These research people have to get thelr heads ‘

oub of the clouds," "Research people should be pmtected‘ from pressure and

o
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allowsd to follow thelr own lines of ingulry; presﬁuwe‘should’be rut on

those working in development,®

Some of thess objectives mighi be expected in any technological change.
That is, an indlvidual feels that his compstence in & particular area 1s
being ignored, and that hebis being requiréd ﬁo,d@vélop a new gkill. In
this casg, however; the imnortance of ths previcus WOrk and the e#tensive
study needed to acquire new skills were stressed with reference to profess-
ional requirements. Furthermore, the pépféssiomal atmosﬁhere gave an indi«
vidual the right t0 compieiﬁ to QREOHQﬁi? the organizatioh. To the éﬁtent
thaﬁkthe engineering.argumant was convineing, management might alﬁay'iﬁs de-
cigion., In conirast with'induetny generaiiy, both égpefvisoriand subordinate
were professional engineers. Differences in age andiexperiencevwers small:
17 ver éent‘ef the professionsls were under fbrty’years.old, 53 per cent
had less than eight years' ezperiencé, and 82‘per cent had less than fifteen

yesrs' experience. In meny ways, the professionzl members of the department

regarded themselves as a society of equals, any one of whom could exerd

influence on the others. For all of thess reasons, they often aliowgd
professional valuegd tdvovexride téaditionai béganizational practice.

~ As the reed for coordination between divisions devaloped, certain
gtaff functions hecéme more important, Some of these staff functions had
to be éischarged by engineers who were compeiRit to getb up'schedulas and
analyze resulbs, The‘ﬁosition of "project manager® was created for the
cooidination of the 1érgewscaie projects which involved groups frdm different
division. Thie function was not highly regarded. Some typical remarks by
the members of the depariment were: ﬁThatstaff doesn't realizs that they're
here only to help the line organization; ﬁhi§f§¥pansion of shaff is due %o
oversﬁecialization and civil eervide :ed tapé," "A prbject mansger ig just
an errand boy." Individuals who accepbed thsse positions were faced with a

K
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pergonel conflict in thet thsy themselves agreed with the line people that
an engineer should work on equipment rather than on paper. Once he bhecame
familiar with the requirements, the projecﬁ nansger could reply, "They don't |
appreciate all the detailed work of coordination that a project manager has
to do;" Bach project manager had & time schedule for every phase of his
project. Many things could interfere with this schedule, as equipment and
manpower were under the control of line supervisors who had HWme schedules |
of their own to meet. In an atbempt to justify the staff role, and to force
others to recognize the significanee of the coordination function, ths pro-
Joct managers demanded greater stétus’and auéhority. Since many of them
weré from the previous sexvice ggoupé, such atbenpts ﬁére seen as a further
wresting of authority from the older groups. | Thus, this attempt to stabilize
the organization was resented by %hose who felt they were losing prestige

and power.

This period waz characierized by confusion about objsctives, conflicts '
among individuals and groups, and aﬁtempﬁé to meet the changes in Navy
policy by minor internal changes, The ideal of professional indspsndence
was being threatenad by the demands of the nsval bureau and attempis of
local management to meet the new requirements, Control of basic policy and
specific requiremonts was now more clearly outside the department. Many
of ﬁhe older merbers of the department resented this. The msjor confliet
}within the &epartment was between some older leadera and those who, for
one reason or anather, supported the new policy of emphasis upon equipment
developnent., ‘A nunmber of factional splits appeared, the most striking of
which was that between the "old guard" ahd the new leaders supporting

develppm@hta

| ife period O sXructurai ¢hahge witiin the department.
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- The series of changes in structure and relatlonships betwsen groups
wag largely the result of the.increasad power ofAthe deveiopment fabtion.
In the past, 2 number of factions pursuing diverse resesrch and applie& re-
search interests had been able to hold their own. The agreeﬁant of ths
:currently dominant faction with external suthority sllowed them ?d promote
a structural changé affecting the whole department which destroysd the inde-
pendence of divisidns. The current department head had a long history of
difficulties with the heads of the plder diviéions. In his attempt to 8ate
‘ isfy ﬁis super_iors9 he tended to side with the development faction. Different
types of alignments'we;e p;eseﬁt,'sé that the severai factions were not mutually
exclugive, o

The leaders of the sevéralvfaééions were at approximately the same level
in the organization. Most of ﬁhemrﬁere diyision heads and steff officials.
But the equality of formal status did not lead to equal influenze or authority.
The leaders of thé development faétion had achieved their status only recently.3
Leéders of opposing factions had long occupied their positions. Many of them
 had 5een in the organization since 1t was estsblished. These oprosition leaders
had,&in‘the past, often conflicted with one another. They were forced together
-és the "old guard™ to oprose the-new ldaders. But sven in coaiition, they were
bvershadowed by the new leaders. . o

In the midst of these tensions and coﬁflicts, a new organizational

stfucture wés proposed ag a means of delimiting responsibilities and provi-
ding coordination for large-scale projects. The principle underlying the
structural change was the separation of groups according to the functions of

research, development, and testing. EThafirst step in the structural change

AT O

3, Their rapid rise was dus to a combination of ambiticn, skill, adapte
abllity, loyalty to the organization, and support of the new organizational
goals, Of one'of the 1eaders it was sald, "He's more interested in
projects than in people,”
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was.the establishnent of group titles and appointment of group heads., In
several instances, no change in group structure was made, although some |
modification of function was expectéd. For the majority of persons, however,
asgignment was in doubt for variocus reasong. No clear statement of the
boundaries between iesaarch, development, and testing had been agreed upon,
The members of this department have not been the first to find such definition
difficuit. But in this case there was another example of conflict. In order
to enhance the scope of his division and atiract borderline individuals, aéch
division head used the broadest definition possible. Everyone recognized that
these definitions oveélapped, buﬁ noné Sf the divisién heads wvuld limit hig
definition. Andther.reason ﬁﬁr éoubt in assignments qu‘thaﬁ man% individuals
were engaged in more thaﬁ one kind of work. OSome of the more highly regarded
persons wera allowed to make their own choice. In these eases, perscnal el
bitions and friendships were conmbined with work preferences to bring about a
decision.

Among the facturs involved in the making of personnel asaignments were:
(a) the need to distrlbuﬁe taxperts” throughout the organization,h (b) the
personal desires friendship, past associations, etc.) of division heads for
certain individuals; (c) identification of the individusls to be relocated with
the varigus factions which existed in the organization; and (&) expéctitions of
higher status or increased authority by joining one group rather thén another,s
The final sllocation of personnel demonstrated even nore clearly.the triumph
dfythe'development faction. Because of the broad definitions use&“ﬁnd the
changes in'organizational‘activities, the sCoﬁé of development expénded at the

"L

. When two men were ot approximately equal skill in a given field, if one
of them chose to go to DlViSlon A, the other was more & less forced to
Join Division B. .

S. While no promotions in rank could be made during the organizational
- change, promiges of future promotions were a common way of winning
over doubtful persons. . : .
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expense of other functions, This.situaﬁion wag epproved by thé station,

The results of the strucitural changes wers: (1) to greatly strengthen
and enlarge the development group, (2) to give the development group & large
measure of control over the testing group under a leader of an opposing
faction, and (3) to set off ﬁhe regearch gféup (under another "old guard®
leader) from the othsrs with independent authority but greatly decrasased
personnel and funds. Thus the development group beceme the central focus
~of the department by controlling funds, persennel, and activiti@sa

‘The new power situation was so strikingly different from that which had
held in the past that the leaders and éome renbers of defeated factions left
the organization. Thelr reasons for leaving fell into a fabillar patiern:
they said that & vital function was being disregarded; that thelx groups
could not properly perform their work without certain facilitles, which now
ﬁere under the direction of others:; and that in ordeir to carry out thelr
functions, they needed to have control over some phases of activily which they
no longer controlled. AY the same time, these people criticized the ability
of those now in power. These objections extended to persons in the naval

bureau when it was felt that the internal changes were due to navy policy.

Analysie of factions.

The issues involved in this case of factionalism might be classified into
three categories - organizational goals, in-group loyalties, and pa?ﬁcnaly' |
friendships. These factions had besen present for some time, but became
prominent at this period. There are tw facets to factions based on organ~
izational goals. One is the acceptance of the naval bureau's and station's.
right to'set or modify organizational goals. Many of those who had participated
in thé development of the original organizational goals and in 1atef modifica-

tiong regarded themselves as ths scientific experts best qualified %o plan the
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department's program. The agsertion of this authority by ths naval bureau and
station mansgement was an unwanted intrusion on their réalm of influsnes.
Other mermbers of the department accented ﬁhe naval bureau's suthority to make
these decisions and attempied to meet the modified goals. Some others wholly
supported the new goals through personal convictions. Thus, there were two
sources of disagreemen€= (a) who should set goals, and (b)‘ﬁhich goéls are
best. fhe devélopment faction exemplified the sucressful combinztion of
pergonal interests and acgeptance of the goals set by the Organization; Eithei
of these interests couvld bring individuals into the Ffaction. In fact, eight
months after the structural change took place, 58 per cent of the department
nmerbers felt that the deparitment 8should be devoted to developmenﬁ rather than
regearch, and Tl per cent of the deparitment members felt that the departnent
would emphaéizé development rather than research,

The second facet of factions related to goals is the personal goals of
individua;s. Ina questiohnaire adminisﬁered to dll members of the depariment,
dlfferences in psrsonal goals were found among the professionals.6 A gignifi-
cantly higher proporition of persons whose reference group was within7 had as a

goal Yorganizing the work of & successful grcup";%thosa with outside refey.

6, In a quesiionnaire, each individual responded 'to this question: "If you
could achieve a wide reputation for just one thing, would you prefer to
be known for: ‘ :

3. .8 genaval research idea

b, being a good fellow to work wiih

c. developing useful equipment

d. an origineal formula

e. organizing the work of a sucressful group

fo applying & known priheiple to & new and imnortant uss."

7. These reference groups were: ‘“people at your level at the station";
"the peorle you work with." -
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6 groups tended to have'pure and applied research goals.9 Those with

0

ence
their occupation as a reference group more often had development goals. As
compared with those who chose research a8 an organizationszl goal, those who
were more interested in develdpment were more confident of theirvébility to
handle their positions, and had more amﬁitions within the organiiatiéno Goals -
als varied with position: the lower levels of professionéls had more pure
research goals; middle levels had more apﬁlied research and development goals;
higher levels had more supervisory™: and research goals.

The second source of factions is in-group loyalty: in this case subgroups
attempted to proteect their membership and functions against iha inroads of
others. On the whole, subgroups were kept intact when structural changes were
made, due to a feeling that groups should remain together if possible. Some
time before the structural change described here occurred, two divisions
were combined. However, no attempt was made to redistributé_members; rather,
'vihe component branches remained separate. People contimied to Speak of this
as.two separate divisions. At the time of this structural changs, one division
was divided between two of the newly created divisions. HMany individuals
objected to breaking up their sections or branches, and when poséible, the
sections of 2 branch were kept intact in the transfer. In theory, the reorg-
anization should have involved a similar segmentation of another division,
but inegroup loyalty and compromises made in the definition of functions
allowed the entire divisionsto he included in the development group. When

a supervisor transferred to another division, many of his gubordinates accome

"B, These were: "others in your community"; "your classmates"g "all the
people in the world®; "your friends"™; "your family and relatives®;
"all the pecple in the United States,”

?. Pure research would be: %a general research idea' and "en original
formula.” Applied research would be "aonlying a known principle to
a new and imnortant use."

I, Development would be *developing useful equipment,?

1l.. Supervisory goals would be "organizing the work of a successful group.”
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panied hin. 12 Additional evidence of in-group 1oyalf@" ic seen in éaci@metrie
qﬁestﬁ.onsz persons at all levels tended te choose and reject within the branch
and division on "whom would you like to work with?" "whom would you 1:3.!;9 to
have as a suparvisor?¥ and "who has the greatest technj.cal ability?" When
the higher level persons were rejected, the rejections came nore -freque'ntly
from outside the division. | ;.

Finally, certzin factions are based on parsonal friendships. These
include such factors as: outside interests, previous aszociation, and the
"old guard" as zgainst the new members. These last sources of factions can
be demonstrated only by a detailled analysis of observational records, 'inter-’

views, and sociometric responses.

Each person had ties in all of these types of factions. Many fé#tions
overlapped, so that some persons had little dii‘fiéulty deciding which groﬁp
they preferred. For others, thes: ties were in conflict. Their decision wag
based upon the strength of cartaih ties while others were disregarded.+3

These factions are bascd upon attitudes and beliefs of many kinds., Sonme
of them may be learned in professional schools, Others are a product of the
personal convictions of indlv:.duals or the ideology of the organization.
While diverse attitudes asbout the purpose of the organizatz.on, or of parte of
it, could exist while the parts remalned somewhat independent, the need for

a coordinated department brought these differences into conflict. In the

12, One branch head said, "I held a meeting in my branch and explained
the resorganization as well as I could., I sugzested that they telk to
anyone they like asbout it, and decide what they want to do. Then whén I
had another meeting soms wseks later, none of them had dscided. They
agked me what I wanted them to do, while I had tried Y get them to decide
therselves, ' .

13. For example, one section head preferred research work and had ties with
others in research,but joined development because of orgam.zational pressure
and personal fri#ndshlp with a branch head,
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resolution new leaders, who did not retain loyslty to the "old guard® or the
old way of doing things, could succeed. With a general willingnsss %o accept

the new goals, the structural changes might have been unnecessary, In addition

to the desired effect of bringing greater coordination, a job first attewnpted by

the project managars,-thié move had the fubther effect of making many individuals
80 unﬁomfortable in their new positions that they left. Some persons who ine
creased their status in the change also left within a year for positions in

other organizations vhich promised less strain and conflict. The departure of

- many of the former leaders required further adjustments. Oyr research covered

only the peridd described shove.

Conclusion.

The prbcess of change in thig depgrtment has been sk in three phaseg{
1) From 1946 to 1952 the departmépt waé a relatively stable group‘in'uhich
divergent goals and activities were pursued, '
2) The imposition, from outside, of new demands on the organization required the -
modific;tion of prganizational goals and the increased coordination of éctivities.

Hinor changee were made at first. However, the modification of goals and the

rigsing importance of different functions and activities threatened the power

and‘indepen&ance of older groups.

3) A structural change, proposed as a more efficient way of achieving the new
demands, resulted in greatly increésed power for one faction, and the resig-
nation of soﬁe former leaders. |

The value differences within the organization wers of minor'importaﬁce'

while the sub-groups were relatively autonomous. But as the organizational

'reqpirements changed, these differences became the basis of sharply conflicte

ing factional grqupings, One faction, in agroement with external authority,

became strong encugh to promote a structural change‘and thereby further ine
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crease its power. The station accepted this change as an adaptation to the
modified goals. The case described here suggests that factions based upon

value differences can be a strong force upon decisions wibh respect to

organization.



